Introduction: From Junior Insiders to Outsiders
Canadian unions are a significant economic and social force. One in three employees belongs to a trade union, with membership now divided equally between women and men. The unionization rate has slipped from 36% to 30% since the mid-1980s, and private sector density has fallen from 26% to 18% over this period (Akyeampong 2004) . By most accounts, union bargaining power, the ability to organize new members, and political influence have eroded over the past two decades (Rose and Chaison 2001) . Nonetheless, the Canadian labour movement is also widely judged to have been relatively successful in adjusting to the major economic and social changes which have affected organized labour in all advanced industrial countries. Canadian unions remain a significant force in the workplace, and have been engaged in an ongoing process of renewal and internal change to retain relevancy (Kumar and Murray 2003) .
The fact remains that Canadian unions have been, and perceive themselves to be, very much on the defensive, facing major challenges to their legitimacy, role, and effectiveness within the workplace, and relatively marginalized from the policy process. The latter role of unions has been little studied compared to extensive research on union impacts on the economy and the workplace, and on union involvement in party politics. This paper explores policy analysis by Canadian labour against the background of a changing relationship to the policy process. This section provides a broad historical overview of labour's role within, and growing marginalization from, the policy process, with some comments regarding the historical evolution of the policy analysis function within the labour movement. Section 2 reports on labour's relationship to the policy process, and specific policy analysis activities over the past decade or so.
Section 3 details attempts by labour to shift the terms of public debate over policy, and Section 4 provides some concluding observations.
Given the paucity of published research, this chapter is based mainly on the personal knowledge of the authors. Due to limits of space, only a few comments are made on policy analysis at the provincial level, and the paper does not cover the activities of unions which are not affiliated to the Canadian Labour Congress.
In the so-called Golden Age of the post-War period through to the mid-1970s, Canadian labour grew in numbers (mainly because of the strong growth of public services unions in the 1960s), successfully translated rising productivity into real wage gains for members, greatly expanded workplace pension and other benefits, and was a significant political force behind the expansion of social programs and public and social services (Morton 1998; Heron 1996) . Organized labour played a Committee, and various advisory boards on training and adjustment, and also had a say in some government appointments (Forsey 1990, p.88) . The legitimacy of formal labour input, especially on labour market and workplace issues, was recognized, though advisory bodies operated at some distance from the policy process. For example, the mandate of the Economic Council of Canada was to study medium to long-term issues, and it operated more in a research than consensus-building capacity in its later years. Labour representatives also participated as junior partners of business in policy fora such as the C.D. Howe Institute and the British North American Committee.
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The policy analysis role of labour in this period was modest, confined to a handful of staff in the CLC research and legislation department in Ottawa and research departments in the larger unions. Some linkages were maintained with labour-friendly economists, such as Jack
Weldon at McGill. The recollections of long-time CLC research director, Eugene Forsey, and former CUPE research director, Gil Levine, suggest that only a few research staff with advanced educational qualifications were in place before the 1970s, when labour leaders gradually began to see the need for more than purely technical support (Levine 1997; Forsey 1990 ). Until at least the mid-1970s, the main focus of union research was on collective bargaining rather than public policy issues, and even CLC staff spent a lot of time on bargaining as opposed to policy issues. Labour staff did, however, prepare respected analysis and prescription on economic and social issues. One notable example is the lengthy CLC brief to the Gordon Commission on Canada's Economic Prospects. Levine notes that co-ordination of research between the CLC and researchers in unions was limited and exceptional.
Labour's linkages to formal processes were influenced by ties with the NDP. These were closest for the former CIO industrial unions that tended to the view that policy issues could safely be left to the party.
However, labour never put all of its political eggs in a single basket, and maintained close contacts with Liberal governments until the major parting of the ways over wage and price controls in 1976. This involved labour withdrawal from the annual meetings with the Prime Minister and from many consultative boards and processes, including the Economic Council of Canada. However, some notable attempts to renew the relationship were made through consultative processes during, and in, the aftermath of controls. Despite a major shift in macroeconomic and social policy, the Trudeau government continued to be interested in microeconomic planning, and labour's ties to the NDP had been loosened by its position on wage controls.
Several rounds of tripartite (government-business-labour) discussions closely involving the CLC officers and research staff were held to discuss alternatives to, and ways out of, controls, and some direct discussions were also held with business. The CLC briefly flirted with the concept of a continental, European-style, formalized tripartist approach to economic and social policy-making, advanced most coherently in the 1976 CLC document, "Labour's Manifesto for Canada," drafted by CLC research director Ron Lang (Morton 1998: Chapter 26; Waldie 1986 ).
Such proposals were deeply controversial within the labour movement and did not move beyond the discussion stage with Ministers. However, in the late 1970s, the CLC and its affiliates were consulted quite closely on labour market policies, and played a major role on bipartite (businesslabour) taskforces dealing with a wide range of economic issues. Labour economists played a major role in the drafting of the so-called Tier II report on industrial and labour market strategies and the Report of the Major Projects Task Force. These set a model for consultative processes in which labour nominated a co-chair and had its own staff, and the close involvement of expert labour staff in these processes was seen by unions as key to their success (Waldie 1986 While labour was involved in a number of consultative activities through the 1980s which involved policy research and analysis, these must be seen against the backdrop of government rejection of most policy advice from labour. From a labour perspective, the years from the mid- There has been an ongoing tension between engaging in policy analysis to change the details of policy and challenging the fundamental assumptions on which policy has been based.
While this tension has never been resolved definitively, more attention came to be focused on the development of labour's broad policy alternatives. The public policy statements which are debated and passed at CLC and union conventions denounced the turn away from centrist and social democratic policies to the nostrums of the new right, the increased dominance of business in economic and social policy-making, and the perceived exclusion of labour from participation and influence in the policy process. Leaving aside some brief periods of harmony with relatively labour-friendly provincial governments, organized labour has been, and has seen itself to be, an outsider in the policy process for a generation and more. This has clearly shaped the policy analysis activity of the movement. There is some informal sharing and co-ordination of policy research between the CLC and affiliated unions. 
The Contemporary Labour

Continuity and Change in Labour's Policy Goals
Policy Analysis Related to Party Politics
Through the 1990s, the CLC and many of its affiliates spent a great deal of staff time and funds on political action, usually meaning attempts to directly and indirectly mobilize electoral support for the NDP.
However, changes to federal party financing legislation, which labour supported, will force a turn to campaigns around issues rather than partisan activity. There has long been ongoing, informal contact between labour researchers and the research staff of the federal NDP and formal involvement in the policy development processes of the party. Research staff from the CLC and some major affiliates, notably the steelworkers, have been very closely involved in the development of the federal NDP election platforms since the party lost much of its research capacity following the electoral setbacks of the 1990s. This has been particularly the case with respect to technical details and costing.
Engagement in the Formal Policy Process
As noted, labour today tends to intervene in the policy process at a general and political rather than bureaucratic and specific level, and conducts its policy analysis activities accordingly. Between elections, the It could be argued that the rather pronounced shift to bipartite policy input and design of government-funded training and labour market planning at the national, provincial, and sectoral level in the early 1990s partly reflected policy analysis and innovation by the labour movement.
Labour thinking was influenced in some significant ways by a major policy paper issued by the Canadian steelworkers in 1988, "Empowering Workers in the New Global Economy," which called for expanding labour's role from collective bargaining and political action to taking an independent advocacy role in industrial restructuring and training through social bargaining with employer associations and governments. A labour paper, "A Labour Perspective on Training," was issued as part of the CLMPC reports, and major position papers on training and workplace change were issued by a number of unions in the early to mid-1990s.
Labour leaders and research staff were intimately involved in the policy processes leading to the creation of the Ontario Training and Adjustment
Board and experiments in sectoral industrial policies under the Rae government which have been described as near-corporatist in terms of devolving policy responsibility from government to business and labour (Atkinson and Pervin 1998; Bradford 1998) . However, there were significant divisions of opinion within labour over how deeply to embrace what critics denounced as the politics of "progressive competitiveness" (Bradford 1998 ).
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These attempts to devolve some responsibility for training and labour market policies to boards including labour, let alone embrace union initiated sectoral strategies, ultimately foundered in the face of difficulties in forging an employer-labour consensus, and the reluctance of the federal government in particular to genuinely cede authority to an arm's length body (Sharpe and Haddow 1997) . Ultimately, labour engagement in social bargaining with employers and governments depends on the willingness of governments to promote such arrangements in the face of employer indifference or hostility, and this has only rarely been forthcoming. training; pensions and bankruptcy legislation. Detailed policy analysis work at the CLC has been undertaken in support of all of these activities.
Most notably, the CLC has conducted significant empirical research on the impacts of changes to the Employment Insurance program and has advanced specific program alternatives with respect to EI entitlements and access to training through EI.
Policy Analysis by Labour at the Provincial Level
It is not possible to discuss this topic in detail, but a few brief comments can be made. Into the 1990s, there have been some continued examples of sustained consultative processes deeply involving labour leaders and research staff, notably in Quebec under PQ governments, in
Ontario through the Premiers Council in the early 1990s, and most recently in Newfoundland and Labrador. The Quebec situation is unique given the strength of the labour movement, its capacity to be a policy innovator, and the close relations it has often enjoyed with the government of the day. In the rest of Canada, labour has been a weaker actor with less policy capacity, and significant influence and engagement in the policy process has usually depended upon the election of NDP governments.
Relations of labour to such governments have been highly variable and always marked by tensions over funding of public services and public sector labour relations. That said, many examples could be cited of labour's role as a policy innovator at the provincial level. It can be noted that labour's policy capacity at the provincial level has usually been very modest, that it has often been weakened by the movement of labour staff into government positions when NDP governments have been elected, and that governments have often engaged with individual unions rather than with provincial federations of labour.
Shifting the Contours of Public Policy "Against the Prevailing Winds"
CLC Research
As indicated, a major goal of policy analysis by the labour movement has been to shift the broad contours of public and policy debate away from current neo-liberal orthodoxy. One way of doing so has been to conduct detailed empirical research on the wages and living standards of The AFB has had several notable impacts. It has promoted collaborative policy-related work among labour researchers to a greater degree than used to be the case, and also fostered closer links with policy researchers from non-labour organizations. Many non-governmental organizations -from child care and anti-poverty advocates to environment groups -have helped shape AFB spending proposals, and have used it as an analytical framework within which to advance their own proposals. To some degree, then, the AFB has promoted unity of policy analysis and proposals among groups which used to compete for attention in the policy process. The AFB has advanced the credibility of labour and popular sector organizations on fiscal, economic, and social policy issues, and played an important role in terms of labour's internal education programs.
In essence, the AFB has come to be regarded as holding up one side of the national debate on broad budgetary priorities. Arguably, it had some impact upon the slow shift back towards social investment in federal program spending from about 2000. The AFB also helped promote greater labour and popular sector participation in the policy process. As Minister of Finance, Paul Martin engaged in lengthy annual meetings with lead project participants to discuss the AFB and encouraged some follow-up with government officials in specific areas (while also making very clear his substantive disagreements). Overall, the AFB can be judged as a success in terms of deepening policy analysis within the labour movement and advancing labour's policy agenda.
Labour Collaboration with Academic Researchers
In the past, labour researchers have rather episodically collaborated with academic researchers, for example, in studies of workplace 
Concluding Thoughts
Policy analysis by the labour movement has been neglected as an area of study, but is nonetheless significant. The CLC and member unions employ a modest number of professional staff who are engaged in serious research, and this function has become more, rather than less, important in recent years. Labour has been relatively marginalized from the national policy process for more than a generation, and this has shaped the policy analysis activities of the CLC and member unions. On the one hand, continuing efforts are still made to shape the details of public policy through formal and informal consultations. Government demand for policy advice from labour has usually been confined to workplace and labour market issues where unions are still important actors. Even here, labour advice has tended to be heeded only when it has been part of bipartite processes, which have receded greatly in importance since the early 1990s. Labour's role as a critic of the general drift of policy and as an advocate for fundamental change has, however, increased greatly, and become more sophisticated. Notable examples exist of labour policy research undertaken independently or in collaboration with other popular sector organizations and with labour-friendly academics. Both of these poles of activity will likely continue, while the balance will shift with changes in the overall policy climate.
